





Citizens also were asked to rate police handling of specific problems

(Table 6-12).

Evaluation of Specific Problem-Solving Efforts
Direction, Magnitude and Significance of Change

TABLE 6-12

Indicator: NON-EPD EPD
Citizens’ Ratings of Police Size and Size and b
Handling of Problems probability probability Significance
of change of change
Preventing Crime ~5% +5% 06
(:61) (.03)* (:30)
Keeping order +1% +2% 12
(46) (.09) (.07)
Enforcing parking rules —1% +2% a2
(.46) (.09) (07)
Controlling speeding and +3% —1% 06
careless driving (31) (.46) (:39)
Controlling drunk driving ~5% —-4% .02
(:50) (.07) (77)
Helping victims —3% +5% 05
(.53) (.36) (.50)

* Significance <.05

At Time 2 significantly ruore EPD respondents thought their police
were doing a good job of preventing crime than did at Time 1. The
difference between responses of Non-EPD and EPD residents at Time 2
was not statistically significant, nor were any of the differences for
responses to other kinds of problems.
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E. Perceptions of Neighborhood Conditions

All respondents were asked a number of questions about the South
Madison area, the area in which the EPD is located, and an area that has,
for years, been considered one of the less safe parts of town. The next
table sumimarizes citizen perceptions about the quality of life and safety in
South Madison.

TABLE 6-13

Assessments of South Madison
Direction, Magnitude and Significance of Change

Indicator: NON-EPD EPD
Citizens’ Assessments of South Size and Size and b
Madison probability probability Significance
of change of change
Area as a place to live +0% -1 .07
(.99) (27) (.19)
Disorder as a problem +0% +.1% —-.10
(27) (23) (.04)*
Crime as a problem +.1% +0% -.15
(.03)* ’ (.88) (.001)*
4 ea includes place where +.0% +.0% —-.05
I would fear to go alone (21 (.88) 07
Sense of safety alone in +.0% +.0% A1
area at night , (.92) (.76) (14)

* Significance < .05

Changes over time were small, but at Time 2 the perceptions that
crime and disorder are big problems in South Madison were significantly
and negatively related to living in the EPD service area. Residents served
by the EPD were significantly less likely than Non-EPD respondents to feel
that disorder and crime were serious problems in their area.
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F. Levels of Fear and Worry

The reduction of levels of fear and worry is a long term goal of
Madison’s change efforts. It is expected that citizens in the EPD area will
become less concerned about crime as police become more effective at
solving and preventing crimes in the area, as citizens learn more about
preventing crimes, and as citizens become more convinced that police are
working hard to address these problems.

F.1. Fear of Personal Victimization
Respondents were asked several questions, summarized in Table 6-
14, about their levels of fear and worry with respect to their personal
safety.
TABLE 6-14

Fear of Personal Victimization
Direction, Magnitude and Significance of Change

NON-EPD EPD
Indicator: Size and Size and b
Respondents say probability probability Significance
of change _l of change

..they are somewhat or very -3% -3% —-.004
unsafe outside at night (42) (:05)* (99)
..there is a place where they -3% +0% 06
fear being alone at night i (249 (.83) (.09)
..they are somewhat worried ~1% —2% -.02
about being robbed &) (.53) (.68)
...they are somewhat or very +0% —2% —-.00
worried about attack (92) (.60) (91)
«worry about crime

somewhat or very often ~2% -1% -02
prevents desired activity (.70) (.50) (.63)

* Significance < .05

This table indicates that, over time, all Madison residents became
slightly less worried over time about crime. The relationship at Time 2
between lower levels of worry and residency in the EPD is not statistically
significant.
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F2. Worry About Property Crime

Respondents also were asked how worried they were that various
kinds of property crime might occur.

TABLE 6-15

Worry About Property Crime
Direction, Magnitude and Significance of Change

Indicator: NON-EPD EPD
Respondents say they are Size and Size and b
somewhat or very worried about: probability probability Significance
of change of change

...burglary when no one is +2% +2% —-.03

home (.06) (.93) (.52)

...theft outside at night +3% —6% -.01
(.15) (.02)* (.88)

..vandalism of house +2% +1% —.06
(.30) (.98) (.18)

* Significance < .05

The pattern for worry about property crime is somewhat different,
especially with respect to worry about theft outside at night, which
decreases significantly in the EPD area over time. In general, the tendency
at Time 2 to worry about property crime is negatively but insignificantly
related to residency in the EPD.
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G.  Actual Victimization

G.1. Personal Experience of Victimization

Respondents were asked whether during the previous year they had
experienced a robbery in their neighborhood, or burglary or vandalism to
their home.

TABLE 6-16

Victimization During Previous Year
Direction, Magnitude and Significance of Change

NON-EPD EPD
Indicator: Size and Size and b
Type of Victimization probability probability Significance

of change of change

Robbery in area

Burglary

Vandalism

* Significance <.05

The changes in reported victimization are slight with the exception
of burglary which increases by 3 percent in the Non-EPD area while
remaining steady in the EPD area. The increase in the Non-EPD area is
gat statistically significant and, at Time 2, reports of burglary are
significantly related to living in the EPD area. In other words, despite the
fact that the burglary problem may be getting no worse in the EPD area, a
resident is still more likely to experience a burglary than is the typical
resident in the Non-EPD areas.
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G.2. Knowledge of Victimization of Other

Respondents also were asked whether they knew anyone who had
experienced a residential burglary or attempted burglary during the
previous year.

TABLE 6-17

Knowledge of Burglary Victim
Direction, Magnitude and Significance of Change

NON-EPD [ EPD
Indicator Size and Size and b
probability probability Significance

of change of change

Knowledge of burglary victim +.01 -.08 —.02
(.56) (.00)* (35

* Significance <.05

At Time 2 EPD respondents were slightly but significantly less likely
to report knowing someone who had been burglarized. The difference
between EPD ai:d Non-EPD respondents at Time 2 was not significant.

H. Summary and Discussion of Citizen Attitudes

As with the officer data, the citizen data have been presented so
that it is possible to examine within-group changes for the purpose of
detecting magnitudes and patterns of change while also being able to see
whether observed changes are related significantly to the EPD experience.

The following table summarizes the findings about the external
effects of the EPD approach. Under the heading of "Within-Group
Analyses," we indicate in the first column whether respondents in both the
Non-EPD and EPD areas experienced the same direction of change, thus
indicating whether a change characterized the entire community. The next
two columns report the direction of change (+ , -, or 0) experienced within
the panels of Non-EPD and EPD respondents and indicate whether the
within-group change was statistically significant (yes or no). The fourth
column summarizes the findings from the regression analysis, indicating
whether the measure of association ("b") was significant. A significant "b"
is evidence that the observed changes probably can be attributed to living
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within the area served by Experimental Police District officers during the

test period.

Because it is the intent of this section to provide a summary, we will
not attempt to recap each of the 75 separate outcome variables reviewed in
the preceding section of the report. Instead, we have selected those
outcomes which we feel are the most telling indicators of improved
community relations and the implementation of community-oriented and

problem-oriented policing.

TABLE 6-13

Summary of External Changes

Regression
Within-Group Analysis Analysis
Did both Non-EPD EPD b
groups change | Direct, and | Direct. and | Significant
Outcome ? signif. signif. ?
Seeing officer in area, past 24 yes + + no
hours no yes
Seeing officer walking patrol, no 0 0 yes
past week no no
Seeing officer in friendly chat yes + + no
with neighborhood people, past yes yes
week
Police came to door to ask yes - - no
about problems no no
Citizen attended meeting at no 0 + yes
which officer was present no no
Lack of police contact a no + - no
problem yes no
Know name of officer no 0 + no
no no
Satisfaction with most recent no 0 - inap
self-initiated contact no no
Officer attentive in proactive no - + inap
contact no no
Officer helpful in proactive no - + inay
contact no yes
Police work with citizens to no - + yes
solve problems no no

79



Police spend enough time on

no 0 + yes
right problems no yes
Police are good at preventing no - + no
crime no yes
Police are good at keeping no + 0 no
order no no
Police are good at controlling no + - no
speeding and careless driving no no
Police are good at helping no - + no
victims no no
Robbery/attack a problem no + - yes
yes yes
Adult drug use/sales a problem no 0 + yes
no no
Residential burglary a problem no + - no
yes yes
Speeding and careless driving a no 0 + no
problem yes yes
Belief that police are polite yes - - no
Lo no
South Madison is good place to no 0 - no
live no no
Crime is a problem in South no + 0 yes
Madison yes no
Feel unsafe in neighborhood at yes - - no
night no yes
Worry about being robbed yes - - no
no no
Worry about burglary yes + + no
no no
Worry about theft outside at no + - no
night no yes
Have experienced robbery no 0 - no
no no
Have experienced burglary no + 0 yes
no no
Know burglary victim no + - no
o

yes
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There is evidence from several variables treated in this chapter as
"external outcomes" that the EPD is having a positive impact on the part of
the City that it serves. Among the thirty outcomes summarized in the
preceding table, there are seven for which a significant regression
coefficient (Column 4) suggests that improved attitudes or conditions may
be attributable to the EPD efforts. These include:

® Perception of increased police presence (officer walking in
neighborhood)

° Reported attendance at meetings at which police are present

® Belief that police are working with citizens to solve
neighborhood problems

® Belief that police are spending the right amount of time on

problems of concern to area residents
® Decreased belief that robbery is a big problem

® Feeling that crime in South Madison is less of problem than
other citizens consider it to be.

Undesirable outcomes associated significantly with residing in the
EPD service area are:

L Increased belief that drug use and sales are big problems in
the area, and

L Increased belief that the violation of parking rules is a big
problem.

There were other changes within the EPD area which did not result
in statistically significantly differences between EPD and Non-EPD
respondents in 1990. These changes might, therefore, be due to causes
other than residency in the EPD area. They include;

® Increased likelihood of seeing an officer having a friendly
conversation with a resident

® Increased belief that police are helpful during proactive
contacts
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e Increased feeling that police are doing a good job preventing
crime

° Decreased belief that burglary in the area is a big problem

L Decreased sense of being unsafe in the neighborhood at night

L Decreased concern.about theft occurring outside the house,
and

®  Decreased likelihood of knowing a burglary victim residing in
the area.

J

Whether one considers only the outcomes for which there was a
significant regression coefficient or also considers the ones for which there
was significant within-group change over time, there is evidence in the
citizen survey data that the effects of Quality Leadership are extending
beyond the police organization into the community it serves. Quality
Leadership, with its inherent support for community policing, can have
positive and important benefits for the community.

It is the case, however that the external benefits are not as
numerous as the internal benefits that were measured (Chapter V), and
there are not as many that are as clearly attributable to community policing
as the Department had hoped. We list below conditions that may limit our
ability to find more evidence of the benefits of the EPD experiment for the
community. ~

These conditions or constraints include:

® the possible inadequacy of measures of impact. More
development and testing of appropriate outcome measures
specifically designed for community-oriented and problem-
oriented policing needs to be done.

¢ the fact that community policing began to emerge late in the
test period. The two-stage process of change in which the
EPD was involved required more time and energy for the
first stage (internal change) than had been anticipated; the
second stage (improved external service) was not sufficiently
developed at the time of measurement to show as much
impact as had been expected when the evaluation was
designed.
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° too many changes were occurring at once. Ironically, the
process of developing Quality Leadership, a goal of which is
better service for the customer, may have interfered initially
with efforts to create a new external orientation.

® attitudes of the EPD managers toward research. They knew
what could be done to produce positive outcomes in the
citizen surveys (e.g., door-to-door contacts just prior to the
second survey) but deliberately chose not to induce an
artificial effect, preferring the long-term benefits of changes
that grew naturally out of the process of "permitted" or
"facilitated" change.

o characteristics of the personnel who were the first members
of the EPD. Because of seniority rules, those most interested
in community-policing and problem-solving policing worked
the late shift where they were least able to work on problems
with the community.

° citizen satisfaction levels already so high that efforis to raise
them will have to be dramatic before changes will register as
statistically significant.

® the EPD was not changing in isolation of the rest of the
Department. The entire organization was being affected by
the transition to Quality Leadership and was exposed to the
ideas of community policing and problem-oriented policing.
This made it difficult to find significant differences between
the EPD and Non-EPD areas of the City.

The impacts of these various conditions cannot be measured and cannot be
teased apart. They can only be noted as possible alternative explanations
for findings or the lack of significant findings.
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VII. CONCLUSIONS AND DISCUSSION

Surely the most dramatic finding in this project is that it is possible
to "bend granite" (Guyot, 1979); it is possible to change a traditional,
control-oriented police organization into one in which employees become
members of work teams and participants in decision-making processes.
The Madison Police Department has changed the inside, with apparent
benefits as reflected by improved attitudes, for employees. This research
suggests that associated with these internal changes are external benefits
for citizens, including indications of reductions in crime and reduced levels
of concern about crime.

Are these relationships causal, as the Madison Model (Exhibit 2-1)
suggests? Or do they occur together in these data because they result from
a variety of efforts, all of which were undertaken in the Experimental
Police District at the same time? It is impossible to say. What can be said
is that it is possible to implement participatory management in a police
department, and that doing so is very likely to produce more satisfied
workers. :

Is the Quality Leadership approach a necessary condition for
community-oriented and problem-oriented policing? This research cannot
say with certainty that it is. Many managers and employees in Madison
believe that it is, as do some theorists who write about these approaches to
policing. Employees who are treated as internal customers, the logic goes,
are better able to understand what it means to treat citizens as external
customers. Employees whose input is valued learn to value the input of
others (e.g., citizens). Employees who are invited to work in team
relationships to solve internal problems learn, in this way, to work with
citizens in team relationships to solve problems. People closest to the
problems (officers and citizens) have the most information about those
problems, and their input is critical for problem definition and resolution.
Finally, students of change have long argued that organizational change is
more readily accepted by employees who participate in the process of
creating it. All of these arguments appear to have been supported in the
Experimental Police District. If our data cannot prove a necessary
relationship between the management style of Quality Leadership and the
new approaches to policing, they do indicate that they were highly
compatible in the Experimental Police District.

The data do indicate that officers’ attitudes can shift from more
traditional views of policing to ones that are more in line with police-
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community involvement in problem identification and resolution, even
among officers with many years of service.

The data cannot prove that decentralization is a necessary condition
for community-oriented policing. Madison Police Department managers
now tend to agree that it is. As observers, we believe that decentralization
made an important contribution to the process of creating the new
management style. It also contributed to the development of team spirit
and processszs, conditions that should facilitate problem-solving policing.
Officers who work in the EPD believe the decentralized station also
enhances relationships with the public; they report increased numbers of
contacts with citizens in the community and an ever-increasing number of
citizens who come to the station for assistance.

The scale on which decentralization occurred was important. The
small physical space of the EPD station and its floor plan made close
interaction among officers, detectives, supervisors and managers
unavoidable.

Our data also cannot prove that changing one part of the
organization before proceeding with department-wide implementation is
the best way to move toward decentralization and community policing.
However, after more than three years of experience with this approach to
change, the managers of the Madison Police Department—all of whom
have experienced the various costs of changing in this way—tend to agree
that this way is the right approach. They were able to learn lessons as they
developed their model that could be applied without disrupting the entire
organization.

These include lessons about:

° the need to establish reliable communication systems linking
the decentralized unit to the rest of the organization

o size of support systems (both human and
physical/mechanical) needed for decentralization

® the need to work out a system of "exchange" so centralized
and decentralized officers could equitably cover for each
other at times of personnel shortages

- o the dynamics of small group management
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° the role of leadership in a participatory style of management

. the degree of participation appropriate to each type of
organizational decision.

Further, as the data indicate, special attention to one part of the
organization did not block change elsewhere. Quality Leadership is being
implemented throughout the Department, if at a somewhat slower rate
than in the Experimental Police District.

At the end, it must be said again that the changes that have
occurred in the Madison Police Department did not begin within the time
frame of this study. This study is a window into one relatively brief period
in the much lengthier process of change. This research project did not
begin at The Beginning, and we have no idea when to expect the full
impact of the changes that are sought. The changes that are documented
in this report have occurred and are occurring in a context of
organizational history and community culture that may determine, to some
unmeasured degree, the ability to implement the changes and the
magnitude of the impact of the changes. The Department began the
change discussed in this report after nearly fifteen years of ongoing
experimentation with new ideas and a commitment to seeking better ways
to conduct policing. Although the move to Quality Policing is the largest
change to be undertaken to date, change is not a stranger in this
organization. Also, during this same period, continual efforts have been
made to recruit educated officers whose backgrounds, life experiences and
attitudes should increase their ability to relate to a diverse community and
their ability to assess the need for organizational change.

Although Madison as a City is beginning to cope with an increasing
number of social problems (poverty, homelessness, drug use) and
asscciated crime, the City and the police are not yet overwhelmed by
problems. There is not the sense of "where do you begin?" that one might
find in some larger, older cities or the sense of "how can you begin?" that
haunts financially depleted cities. Madison has not yet (1992) experienced
cut-back budgeting and citizens are reportedly willing to pay the projected
costs of decentralization.

Many police executives may sigh wistfully at this point and assume
Madison is too good to be true—too atypical to yield general lessons. It
seems to us that too much is made of the uniqueness of Madison. Itis a
pleasant city. It certainly is not one of the hardship cases among American
cities (just as most cities its size are not). It is a community in which there
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is a long-standing concern for quality of life. There was a mayor who was
staunchly supportive of the Quality Leadership approach. But Madison is
not unique. Austin, Texas and Portland, Oregon come immediately to
mind as having much in common with Madison, and there are many cities
that share qualities of relative stability, low industrialization, the presence
of a college or university, and political support for community policing.
Add the elements of being midwestern and a state capital and having a
relatively homogeneous population with growing minority communities, and
you still will find a large number of similar cities. The exaggerated liberal
reputation of the town may be based more on highly publicized activities
on campus in the 1960s and 1970s than on the broader orientation of the
citizenry. There are 125 cities in this country that are between 100,000 and
249,000 in population, and there are many more police departments the
size of the MPD than the size of the departments in New York or Los
Angeles, cities to which we pay considerable attention but which may not
be the best models for the "average" police department.

We have a concern with the replicability of the Madison experience
that has much more to do with whether other Departments are willing (and
are able) to make a similar commitment to long-term (twenty years or
more) change. The community culture in which the change is made will, of
course, play a part, but it is much less a determinant factor in our opinion
than is the commitment to a lengthy process that is guided by a vision and
by strong leacdership. To be fair, we should acknowledge again one way in
which the Madison Department was different from most others. The Chief
had tenure. There is no question that this factor—and all that it
entails—greatly contributed to his ability to develop, guide and otberwise °
sustain a vision. While "tenure" may not be a politically viable cption in
most communities, a contract for the police chief is; almost unheard of a
few years ago, it is increasingly likely that a police executive can negotiate
for a contract or some form of supported longevity. The city
administration that is serious about attempting to undertake this type of
reorientation of policing has to be serious about supporting the police chief
who will lead the effort. Such change requires a long term commitment,
and both the city administrators and the police administrator must be
committed. They must make this commitment clear to the police
organization and to the broader community.

The Madison process of change should not be misunderstood as an
employee movement that did not require a stzong leader. Although the
goal of the change is participatory management and information flow that
moves from the bottom to the top of the organization, that is not how the
change in Madison occurred. It was not a response to a demand from the
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bottom. It was a response to the vision of a strong leader—a strong leader
who had employment security.

While tenure gave the Chief an enviable advantage, other present
day police leaders can create and promote a vision that directs an
organization. It is happening'in a number of departments. If change and
improvement depended only on the endurance of the person who initiated
a new direction, change would be a hopeless undertaking. In fact, we have
seen a tremendous amount of change in American policing during the past
twenty years, and for the most part it has been initiated by leaders who had
to prepare others in the organization to accept and carry the torch when it
had to be passed. The result has been progress by fits and starts in some
agencies with the torch sometimes being passed more successfully from one
agency to another than from one generation to the next within an
organization. The ideas and the processes of change continue to develop
and be shared and to enrich both the profession generally and individual
organizations. So, while Madison may have had some special advantages,
change in modern American policing has not been dependent on such
advantages.

Even though many police executives may agree with this general
premise, they still will have trouble foreseeing a day when their city budget
will include physical decentralization. To them it is suggested that
regardless whether physical decentralization is possible now or later, they
will want to consider the benefits of a management style based on Quality
Leadership principles. In Madison, decentralization has almost certainly
facilitated the implementation of Quality Leadership and has enhanced its
effects, but Quality Leadership is being practiced with positive
consequences for employees in the five-sixths of the Department that
remain physically centralized. If the theory that more satisfied employees
become more productive is correct (which the data presented suggest),
then Madison officers may work either harder or more efficiently as the
quality of their work lives improves.

Whether centralized officers will be as likely to work differently
(i.e., in closer consort with the community) remains to be seen. Until such
time as further physical decentralization is approved for Madison, the
Department is implementing an approach that has been termed
"centralized decentralization" in which patrol captains have responsibility
for parts of the City (essentially quadrants). While all personnel (except
those assigned to the EPD) remain based in the central facility, those
assigned to an area are encouraged to have a sense of responsibility for
that area; to become familiar with its people, problems and resources; and
to apply this knowledge to problem-solving. This approach has developed
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since the termination of the current study and is not documented in this
report. However, future reports from the Madison Department may
provide information about a model that could be applicable for
Departments that wish to implement community policing but cannot expect
to achieve physical decentralization under current budgetary conditions.
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VIII. RESEARCH RECOMMENDATIONS

We suggest that research attention be given to the following issues:

efficient, inexpensive means of documenting police efforts to
conduct community policing and problem-oriented policing.
These are performance measures. These means of
documentation must be independent of the currently popular
labels for these approaches.

outcome (impact) measures, both intermediate and long
term, for communi* - policing and problem-oriented policing.

appropriate methodologies for the collection of outcome
data. When the outcomes are citizen attitudes and
perceptions, should these be measured in large scale surveys?
Should there be special target populations? Are focus groups
appropriate?

the appropriate time frames within which it is reasonable to
expect to measure various kinds of outcomes.

the styles of management and the organizational structures
being used in other departments that are attempting to
reorient entire organizations to community policing and
problem-oriented policing.

Technological systems to support community and problem-
oriented policing, especially systems for data collection,
collation, and dissemination.

whether there are identifiable characteristics of police officers
that are associated with attitudinal support for, and
performance of, community policing and problem-oriented
policing.
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